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EXECUTIVE SUMMARY

This Final Report of a study of the management of WIC funds for
nutrition and program administration summarizes and compares
sixteen case studies of local WIC operations. The Special
Supplemental Food Program for Women, Infants, and Children
(WIC) provides supplemental food, nutrition education, and
access to health services to low-income pregnant, breastfeeding,
and postpartum women; infants; and children (up to age five) who
are at nutritional risk. The WIC Program is Federally funded and
is operated in cooperation with States and their local service
delivery agencies.

The intent of this study was to identify factors that affect local-
level expenditures of WIC administrative resources. This
Synthesis Report describes cross-site patterns for such factors and
provides a context for reading individual case studies. It
summarizes preliminary attempts to observe high-quality
indicators identified by a Stakeholder Survey of all State WIC
directors and 103 local WIC managers. The Synthesis Report also
sets the stage for use by State and local managers of cost
estimation software and materials for examining operational
quality which are products of the study.

The sixteen case studies examined resources used in these
agencies for local WIC functions including:
Certification/Recerfification; Nutrition Education; Food Delivery;
Referrals; Outreach; Vendor Management; and General
Administration. Non-labor expenditures were also estimated to
provide a full description of local WIC operating costs at these
agencies. Using indicators of high quality identified in the survey
of State and local WIC managers, a preliminary study of the
presence of high-quality operational indicators was also
undertaken.

Summary
of Findings Case-study data demonstrate that there is substantial administrative

choice with regard to local delivery of WIC services that is
matched by sizeable variation in operating costs. In the agencies
studied, actual operating costs ranged from $6.34 per casemonth
to $15.58 per casemonth. However:

o There is a comn_n administrative core of functions
in the local WlC Program that are performed in the
same sequence in all observed types of local WlC
agencies.

o Key factors which relate to overall operating costs
in WIC include: caseload size; time spent on task;
the proportion of task time spent by Competent
Professional Authorities (CPAs), who are often
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nutritionists; and wage rates when they are
extremely high or low. For this sample, a high
proportion of children in the caseload also
corresponds both with lower casemonth costs and
with larger caseload size.

o None of these key factors operates alone to
determine high or low operational costs. Rather,
these factors are mediated by each other and are
subject to strategies for cost containment exhibited
in case-study agencies such as:

Scheduling individual versus group or block
appointments for certification and/or nutrition
education.

Issuing food instruments every other month
rather than every month.

-- Assigning support staff, rather than CPAs, to
issuance duties.

-- Using paraprofessionals in place of CPAs.

Substituting licensed practical nurses as CPAs
in place of college-trained health professionals.

o There is a strong consensus of opinion among
State directors and between State and local
administrators in their choices of high-quality
indicators in local WIC operations.

More than half of the indicators of high
operational quality (identified across the four
central WIC functions) can be readily
determined as "present" or "absent" in local
WIC agencies.

Another group of indicators might be
determined present or absent if clear and
concise definitions could be agreed upon by
State and local agencies.

-- Some of the high-quality indicators would
require special studies to determine their
presence in any WIC agency. Examples of
these indicators include improved nutritional
behavior or health status and immediate
scheduling of high-risk participants.

o All of the local WIC agencies in the study received
some in-kind or cash contributions from
sponsoring agencies or other local sources.
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-- Across these agencies, WIC funds comprise 65
percent and contributions comprise 35 percent
of total WIC operating costs. These findings
are similar to results from a representative
study reported in 1978.

These agencies average $6.38 per casemonth in
WlC funds and $3.43 in contributions for an
average operating cost of $9.81 per casemonth.

-- WIC funds pay for nearly all labor costs and a
small portion of non-labor costs in these
agencies. Eighty percent of non-labor costs,
such as rent and support services, are
contributed by sponsoring agencies.

-- There appears to be no consistent relationship
between levels of contributions and WIC
funding levels. The range in contributions at
these agencies is $0.24 per casemonth to $7.23
per casemonth with nearly all agencies
receiving at least $2.00 per casemonth.

o Local WIC coordinators must balance interacting
perspectives on how best to provide WIC services
because decision-making is shared in local WIC
operations among local managers, sponsors, and
State agencies.

o All cost-containment strategies may not be
workable for local sponsoring agencies. Many
potential cost-containment strategies may:

Not meet State or local requirements for health
services.

-- Conflict with local sponsors' rules for hiring
personnel.

Not fit with State automated data processing
(ADP) configurations on which local agencies
rely.

Negatively affect what is judged to be quality in
services at a given site.

o The reports and products of this study can be used
to assist management decisions in local WIC
operations.
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I. INTRODUCTION

This summary report is one of several final reports prepared for a
study of the management of WIC funds for nutrition services and
program administration. The Special Supplemental Food Program
for Women, Infants, and Children 0NIC) is a Federal nutrition
assistance program. It provides supplemental food, nutrition
education, and access to health services to low-income pregnant,
breastfeeding, and postpartum women, infants, and children (up
to age five) who are at nutritional risk. The WIC Program is
administered by the Food and Nutrition Service (FNS), U.S.
Department of Agriculture.

Supplemental food is provided to WIC participants through retail,
home, or direct delivery systems. Most States now operate retail
delivery systems in which participants receive food instruments
(vouchers or checks) which they redeem at authorized retail
vendors. In addition to retail delivery systems, there are home
delivery systems, where food is delivered to participants' homes
usually through contracts with dairies. In direct delivery systems,
food is distributed to participants at central pickup sites.

The WIC Program is operated by States and their local service
delivery agencies. WIC funds are distributed to the States where,
in turn, monies are allocated to local agencies. About 20 percent
of all funds appropriated to WIC are designated for nutrition
services (nutrition education for WIC participants) and program
administration. The primary focus of this report is the use of these
administrative funds in sixteen local WIC agencies. The
discussion emphasizes the patterns that recur across the sixteen
agencies in this study. Analysis of these patterns helps to identify
factors that are important to the operations of this particular set of
local WIC agencies. Some of these factors and/or the factors that
they highlight may be important to other local agencies as well.

This report also presents a discussion of a preliminary study of
indicators of high quality in day-to-day service delivery at these
sixteen local WIC agencies. The development of the methodology
for identifying and observing these high-quality indicators is
discussed, and preliminary results from the sixteen agencies are
presented.

The WIC
Program Eligibility for WIC is determined along two dimensions--

nutritional risk and economic status. In order to participate in
WIC, women and children must be income eligible and must be
determined by a Competent Professional Authority (CPA) to be at
nutritionalrisk _gh medical and/or nutritional assessments. In
1979, FNS established a priority system for WIC participants that
is intended to guide the distribution of benefits, at State and local

1

bl
i



service delivery levels, to the population most "nutritionally at
risk." Pregnant, postpartum, and breastfeeding women along
with infants and children are assigned to one of eight priority
groups which reflect the degree of nutritional risk for each
applicant/participant. Priorities I, II and Ill contain the participants
at highest nutritional risk.

Federal regulations also provide guidelines on WIC services and
on qualifications for competent professional authorities (CPAs).
However, within these FNS guidelines, State and local program
administrators have wide latitude to design their operations to meet
State and local needs and objectives. Because of this programmatic
flexibility, it has been assumed that there is considerable variation
in WIC operations and in the ways in which WIC services are
delivered.

Another reflection of this presumed diversity in WIC operations
was a national survey of WIC administrative costs, conducted in
1978 and based on a representative sample of local WIC agencies
from across the U.S., which reported considerable variation in
WIC agency costs. This study did not, however, explore the
reasons for the observed variations, l

In the 1980s, during the National WIC Evaluation, researchers
attempted, with only limited success, to create a typology of local
WIC agencies. Yet, during a survey of State WIC administrators
for the National WIC Evaluation, the local WIC agencies identified
by State managers as operating "good quality" programs had
positive outcome measures such as statistically significant higher
average birthweights and fewer infants born at low birthweights. 2

To acquire more information on the diversity and/or similarity and
use of administrative resources in local WIC programs and to
begin to identify factors which may affect these issues, FNS
funded a study of the management of WIC funds for
administration and program services. Highly detailed case studies
were prepared for sixteen local WIC agencies. For each case
study, the primary objectives were:

o To estimate the level of resources allocated to and
expended by local WIC agencies for nutrition
services and program administration. Estimates
include contributions from sources other than
WIC.

1 Food and Nutrition Service. (1978) WICAdministrativeCostReport.
Washington, D.C.: USDA.

2 Rush, Davidet al. (1986)TheNationalWICEvaluation:AnEvaluationof
theSpecialSupplementalFoodProgramfor Women.Infants.andChildren.
Research Triangle Park, N. C.: Research Triangle Institute.



o To identify factors that seem to affect local-level
allocation and expenditure of administrative
resources.

o To undertake preliminary efforts to identify and
measure indicators of high quality in local WIC
operations.

o To develop materials that local WIC managers
might apply in containing costs while maintaining
high quality in service delivery.

This summary report addresses three of these four objectives.
Guidance materials for local WIC managers have been developed.
They are not, however, described in this report.

Organization of
This Report The next section of this report describes the components of and

methodologies applied during this study of WIC administrative
funds. Information is presented on the methodologies used to
estimate resources and to observe high quality in local WIC
operations.

In the third section of the report, we present estimated values of
administrative resources for the sixteen individual agencies and
across the sixteen agencies. The discussion also identifies and
describes similarities and dissimilarities in patterns of resource
use observed across the sixteen agencies.

The final section displays results from our preliminary study of
indicators of high quality in local WIC program operations. This
discussion includes a consideration of furore directions for studies
of high quality in local WIC agencies.

3
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II. STUDY COMPONENTS AND METHODOLOGY

The study of WIC funds for administration and program services
proceeded in three phases.

The fzrst phase included a telephone survey of 54 State WIC
directors and 103 local WIC coordinators) This "stakeholder"
survey, which was conducted in the spring and early summer of
1986, obtained descriptive information on WIC administration at
both State and local levels; collected data to clarify and define the
day-to-day tasks associated with local agency delivery of WIC
services; and identified management challenges faced by local
WIC administrators as well as evaluation tools local WIC
managers might use to meet these challenges. A key component
of the stakeholder survey was a series of questions on specific
factors which State and local administrators considered to be
indicators of high quality in local WIC agencies. These responses
served as the initial basis for an examination of high quality in
WIC operations at the sixteen local agencies in the case studies.
Also, information from the stakeholder survey was used to refine
the definitions of tasks and functions used for the analysis of WIC
resources. (WIC administrative functions are described in more
detail later in this section.)

During the study's second phase, field teams visited thirty-two
local WIC agencies, four in each of eight States, representing all
FNS Regions. Field staff collected information on local WIC
agency organization, staffing, operations, resource allocation
processes, and decision-making responsibilities. Information on
some of these issues was also collected from State WIC and
sponsoring agencies. The primary purpose of these visits was to
assess the availability of data at the local level and the willingness
of local WIC agencies to participate in the study's third phase.
Data from this feasibility review served as the information base for
the selection of sixteen local WIC agencies to participate in the
final phase of this study of WIC funds management.

During the study's third and final phase, two-person field teams
visited sixteen WIC agencies in the eight States to collect detailed
information on local WIC staffing, organization, operations,
resource allocation, and administrative decision-making
responsibilities. Time studies, record reviews, on-site
observations, and interviews were conducted to obtain data on
which to base estimates of administrative resources and
preliminary findings on high quality in local WIC operations.
This infcamation was used to prepare highly detailed case studies

3 NuU-Powell, B.R. et al. (1988) Results of a Stakeholder Survey in the
WIC Program. Cambridge, Mass.: Abt Associates Inc.



which include organization and staffing charts and descriptions;
descriptions and flow charts of day-to-day operations;
information on scheduling and physical facilities; estimates of
both labor and non-labor resources expended for WIC
administration; and reports on observations of high-quality
indicators in these local WIC agencies. 4

The very detailed information collected for these case studies
comprised the data base on which our administrative resource
estimates are based; allowed the identification of factors affecting
the allocation and expenditure of resources at these sixteen local
WIC agencies; and also provided all of the observation data for the
preliminary analysis of high quality in the local-level delivery of
WIC services.

Information collected during the stakeholder survey as well as
interviews with local WIC coordinators and their staffs during
both rounds of site visits helped to identify administrative
guidance materials that might be of use to local WIC managers.

State Selection The sixteen local agencies in this study are located in eight States.
Selection of States began with a consideration of the forty-eight
contiguous States. WIC programs across the States were
categorized by size, as represented by the State WIC agency's
administrative budget (large versus small), and by administrative
cost per participant (high versus low). A further consideration
was geography. In order to capture regional variations in WIC
administration, representation of each FNS region was deemed
useful. A final consideration was type of food delivery system--
retail, home, or direct.

Eight States, which offered the variety of characteristics needed
for this study, were chosen. These States are: California,
Georgia, New York, Ohio, Oklahoma, Pennsylvania, Utah, and
Washington. All seven FNS regions are represented. The only
characteristic in which the desired variety could not be achieved
was type of delivery system. Most States have adopted retail
delivery systems. At the time States were selected for participation
in this study, two States (Georgia and Ohio) operated retail and
home (dairy) delivery systems. However, by 1987, Georgia had
phased out dairy delivery so home delivery was observed in only
one State.

4 Complete case studies appear in: NuU-Powell, B.R. et al. (1988) Report
on Findings and Methodologies of WIC Case Study Analyses. Cambridge,
Mass.: Abt Associates Inc.



Local Agency
Selection A major objective in selecting sites for thc sixteen case studies

was to obtain a group of agencies of different sizes, in a variety of
locations, with a range of organizational and staffing patterns, and
a diverse array of operating procedures. Finding the "best" local
WIC agencies was not a theme of this site selection process. The
objective was to obtain agencies exhibiting a wide range of
organizationaland operatingcharacteristics.

Neither the original sample of thirty-two agencies (visited during
the feasibility review), nor the case study sample of sixteen local
WIC agencies is nationallyrepresentative or randomly drawn. The
sixteen case study agencies, however, present a substantial variety
of organizationaland operatingcharacteristics, such as:

o Average annual caseloads (for Federal fiscal 1986)
ranging from 223 to 37,952, with the average
caseload at 8,433 and the median at 3,583. The
national average is 2,018, while the national
median caseload for a WIC agency is 973.

o Numbers of sites, ranging from one to twenty-nine
sites, with eight agencies operating a single
permanent site.

o A variety of sponsors, including seven public
health agencies, six private health providers, one
private social service organization, one board of
county commissioners, and one community action
agency.

o A cost-per-participant range of $4.07 to $8.05 in
monthly WIC administrative expenditures (based
on State-reporteddata for Federalfiscal 1986).

o Diversity in racial/ethnic caseload mix and
characteristics in that most of the sixteen agencies
serve white, black, and Hispanic participants.
Several agencies also serve Native Americans, and
a number of the agencies have growing proportions
of Asian participants in their caseloads.

o Service to all priority groups by ten of the local
agencies. Five agencies serve Priorities I through
III, and one agencyserves Priorities I through IV.

In addition, agencics differed across a range of other
organizational characteristics such as organizational structure
(single versus multi-tiered supervisory hierarchies, for example),
staffing configuration (use of paraprofessional CPAs, for
example), and a range of operating factors (such as scheduling
procedures).

7



Administrative
Functions Structuring the data collection and analysis for this study is a

series of operating functions which encompass the day-to-day
activities in the local delivery of WlC services. Initial definitions
and lists of tasks were incorporated into the stakeholder survey
described earlier in this report. Both State and local WlC
managers were asked to list tasks they considered local-level
responsibilities. This information was used to design
questionnaires and instruments for this study. The functions are:

Certification/recertification, which includes taking
applications and screening applicants, determining income
eligibility, obtaining health and nutritional information, certifying
nutritional eligibility, and terminating program eligibility.

Nutrition education, which encompasses all individual
counseling, group sessions, preparing nutrition education
materials and plans, and nutrition education training.

Referrals to health and social service agencies, which includes
assisting WIC participants in gaining access to health care and
related services as well as helping WIC participants to obtain other
social services such as day care and food stamps.

Food delivery, incorporating all tasks associated with
delivering food or food instruments to participants as well as
assigning and tailoring food packages.

Vendor management, which includes authorizing, negotiating
contracts with, training, monitoring, and otherwise dealing with
food vendors (i.e., retail stores or delivery services).

Outreach, which encompasses all publicity about the availability
of WIC benefits and the WIC program to potential participants,
food vendors, health care providers, and social service agencies.

General administration, which includes all program planning
and management (budgeting, personnel, and so on) as well as
filing, travel, training (except on nutrition education), staff
meetings, general paperwork and record maintenance, and
scheduling.

Estimating
Administrative
Resources This analysis of administrative resources incorporates the costs of

labor as well as the costs of non-labor items. Both cost categories
may include contributed resources, that is, funds from sources
other than the WIC Program. Thus, total administrative resources
may be expressed as:

WICResources= Iahor (Stafftimex wagesand fringebenefits)+ Non-labor



Labor resource estimates presented here are based on:

o Time studies (in thirteen of the local agencies)
where staff kept time records of their activities for
twenty consecutive working days.

o Professional estimates of work-time allocation
from staff in the other three agencies.

o Hourly wage and fringe benefit rates obtained from
personnel records.

o Information from sponsoring agency personnel and
payroll records.

For the thirteen time-study agencies, time sheets were designed for
staff to use. A sample of the time sheet--an activity recording
form (ARF) appears as Exhibit 2-1. ARFs were designed for
each staff type (administrators, CPAs, aides, and clerical staff) in
each of the local agencies participating in the time study. On the
ARF, WIC activities are grouped into the major functions
described above. Each staff person completed an ARF for twenty
consecutive work days.

Time studies could not be conducted in three large agencies. At
these agencies, professional estimates of work time were
collected. These staff estimates of work were refined and then
used to derive estimated labor costs. The time allocation form for
professional estimates appears in Appendix A.

In the cost methodology used here, work hours recorded on the
ARFs axe totaled by function for each category of staff at each
agency. Function-specific data on work hours, for each staff
category, are combined with information on wage rates and fringe
benefits to calculate labor cost. Costs for each category of staff
axe summed to arrive at labor costs for each function. Total labor
costs are the sum of the function costs. (See Appendix B for
sample calculations.)

Non-labor expenditures are based on expenditure (or other
accounting) records maintained by WIC and sponsoring agencies.
Actual expenditures for the 1986 Federal fiscal year were obtained
at all agencies.

An objective of this study has been to estimate the total resource
costs for the sixteen local WIC agencies. For both labor and non-
labor resource estimates for these sixteen agencies, effort was
directed toward identifying and estimating the value of
contributions from sources other than WIC. Contributed
resources were identified in all sixteen agencies. However, in
some agencies, it proved infeasible to obtain the data needed to
calculate values for these resources. In general, the estimated
labor resources presented in this report are based on accounted
costs. There were, however, some missing values with regard to

9
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